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I. INTRODUCTION 


The United States Government may be likened to a great 
business organization of which Congress is the Board of Direc- 
tors and the taxpayers are the stockholders. The various 
departments, bureaus, and other branches of the government 
are managed by secretaries, directors, division chiefs and various 
assistants, the chief executive officer over all being the Presi- 
dent. There are altogether several thousai.d men in responsible 
administrative positions in the government’s complex organiza- 
tion who are concerned with problems of administration and 
business management, and who at the present time are specially 
interested in the employment policy of the government. There 
are several hundred thousand employees of the government who 
are not only interested in this question, but vitally concerned, 
and are calling the attention of Congress and the public to the 
fact that the government’s employment policy needs revision 
and bringing up to date. The administrative officers of the 
government, like the managers of a business, represent the em- 
ployer, and think first of the question from the standpoint of 
the management, not, however, overlooking the interests and 
the rights of the employees. The representatives of the em- 
ployees properly think first of the interests of the employees, 
but they should not and do not overlook the interests of the 
government, and they are rendering a great service at the present 
time in publicly discussing the questions at issue. 

1 An address delivered before the Washington Academy of Sciences on October 
23, 1920. 
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This paper is a discussion of the government’s employment 
policy from the administrative standpoint, but with careful 
regard for the interests of employees. The cardinal principle 
underlying this discussion is that in the government service, 
even more than in private business, administration should be 
reasonable and just, and administrators competent and efficient. 
Officers should be held responsible for results and should be 
given sufficient authority and means to work with, so that there 
can be no excuse for failure or for inefficiency. But autocracy, 
irresponsibility, and selfish interest have no place in the public 
service. The question, therefore, is—What changes in the em- 
ployment policy of the government should be made in order that 
the government service may be put on a very high plane, that 
it shall offer so attractive a career that able men and women may 
be secured and the best retained in the service, and that it shall 
rank with the very best organizations anywhere in the integrity, 
ability, and efficiency with which it is conducted? There is very 
much in the government service now to be proud of, more than 
many people think. But there are serious handicaps to efficiency 
which can be removed, and the government’s haphazard employ- 
ment policy is one of them. 


2. NEED FOR IMPROVEMENT 


The administration of the Civil Service on the merit system, 
free from patronage and politics, has been steadily extended until 
it covers a very large part of the federal government. In this 
extension the Civil Service Commission has been an effective 
agency, in spite of a serious handicap arising from an insufficient 
personnel. The Commission has ample authority as well as the 
good-will of administrators and the moral support of the public, 
and has done a work of immense importance. Nevertheless, it 
cannot be denied that there are serious defects in the Civil Service. 
Charges are sometimes made of favoritism in appointments and 
promotions, and of too little consideration of the employee’s 
point of view. In many cases insufficient means are provided 
for learning whether the employees are satisfied, and of answering 
complaints. On the other hand, the standard of the personnel 
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throughout the government service is not what it should be, 
the quantity and quality’of work done in many cases is unsatis- 
factory, experienced and competent men and women are leaving 
the service in large numbers, and their places are being taken 
by others, on the average less experienced and less competent. 
Owing to an inadequate and irrational salary scale, many branches 
of the government service are so unremunerative and unattrac- 
tive that their administrative officers have «nuch difficulty in 
keeping positions filled. Under such circumstances it is impos- 
sible to maintain proper discipline or a high standard of efficiency, . 
and the consequences of a lowered morale are plainly evident. 
The situation is far more serious than it was eighteen months 
ago when Congress appointed a special commission to study and 
report upon it. 


3. LEGAL DIFFICULTIES 
The merit system presupposes an honest, unbiased, and com- 


petent administration of the personnel; appointments. without 
favor, promotions when earned, security of tenure, opportunity’ 


to make good, recognition of work well done. The government 
should be a just and reasonable employer, if not indeed a model 
employer, and the administrative officers of the government 
should not only be authorized and required to deal justly and equi- 
tably by the employees under their supervision, but they should 
be empowered to do so. In general, this is far from being real- 
ized, and the greatest handicap to good administration is not in 
the faults and frailties of administrative officers (serious as they 
may be in some cases) but in the laws and limitations imposed 
upon the administrators, which tie their hands and make good 
administration exceedingly difficult; and in the lack of adequate 
personnel in the Civil Service Commission, which makes it im- 
possible for it to cooperate with administrators as effectively as 
it should, or to exercise the supervision over appointments and 
promotions which the law contemplates and which administrators 
would welcome. 
The most serious of these legal difficulties are the following: 


(1) The system of statutory positions with inflexible and generally’ 
inadequate salaries, which often make appointments and promotions 
difficult or impossible. 
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(2) Unequal salaries in different services for a given kind of work 
and degree of responsibility. 

(3) The legal prohibition of transfer and promotion from a position 
in one department to a lump-fund position in another at a higher 
salary, no matter how much such promotion is merited or how strongly 
it is recommended by the administrative officers concerned. 

(4) The legal restriction requiring three years’ service before trans- 
fer from one department to another in Washington. 

(5) The apportionment system which often makes it impossible to 
appoint the most competent eligibles, and sometimes rules out all the 
applicants from several states. 

6) The entire lack, until very recently, of a retirement system for 
aged or disabled employees, which made it necessary to retain thou- 
sands who under other conditions would have been retired to the 
advantage of the service. 

4. STANDARDIZED CIVIL SERVICE 

If the classification of the Civil Service as proposed by the Con- 
gressional Commission is effected, so that there will be a stand- 
ardized system of positions and titles, with systematic specifica- 
tions of qualifications and duties, and salaries that are uniform 
throughout the service for comparable duties and _ respon- 
sibilities, then it would be possible to dispense with the present 
inflexible statutory positions and the unrestricted and unstand- 
ardized lump-fund positions and replace both by the new stand- 
ardized and classified system of positions, which would be defined 
and authorized by law. This would do away with the first two 
of the above-named legal limitations, and remove the reason for 
the third and fourth, which could then be repealed. 

The fifth difficulty probably cannot be entirely removed, al- 
though more active recruiting of eligibles from States below 
their quota would furnish better material and so satisfy the 
apportionment law without lowering the standards of the serv- 
ice, at least not as much as would otherwise be inevitable. The 
tendency of the apportionment system is necessarily to lower 
the service in Washington, because very often the best men in 
distant States cannot afford to come to Washington at consider- 
able expense, in view of the inadequate salaries paid by the gov- 
ernment. The result often is that inferior men who need a job 
are certified from distant States and are appointed ahead of 
abler men from nearby States that have their full, quota. 
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Active recruiting by representatives of the Civil Service Com- 
mission in those more distant States would perhaps go far toward 
remedying the difficulty, but it would involve some expense. 

The last difficulty mentioned has lately been partially met, al- 
though compulsory retirement on $30 to $60 per month, accord- 
ing to’ length of service, is not an attractive proposition in the 
higher grades of the service, especially when it is learned that 
the salary deductions (to be credited to the pension fund) are 
proportional to the salary, but the benefits are not. For exam- 
ple; the deductions for a $4800 position are four times as much as 
for a $1200 position, but the retiring allowance is no more than 
for the latter position.” 

If through the adoption of a budget system or otherwise, funds 
are made available so that adequate salaries can be paid and 
promotions can be made systematically and without undue de- 
lay, and work can be planned ahead and carried out consec- 
utively by those who plan and begin it, the most serious handicaps 
to efficiency will be removed and a long step forward in good 
government will have been taken. One of the greatest handi- 
caps to good administration is the lack of inducement for a career, 
arising from inadequate salaries for administrative positions in 
nearly all branches of the government service. Adequate sal- 
aries which would be an incentive for the best to remain in the 
service of the government would be of great value to the service, 
and would remove many difficulties arising from inexperienced 
men filling responsible positions. With so great a turnover in 
the personnel, including administrative officers, mistakes in ad- 
ministration are to be expected. It is no more possible to operate 
an important department of the federal government satisfactorily 
with a large proportion of inexperienced officers and employees 
than it would be to operate a bank or a great mercantile estab- 
lishment successfully with inexperienced officers and employees. 
The wonder is in some cases that the government departments 

* So far as the higher positions are concerned, therefore, the retirement law offers 
no incentive for entering the government service, but is one more reason for in- 


creasing salaries. For the deductions from salary, coming after so many increases 
in the cost of living, are in many cases like the straw that breaks the camel’s back. 
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do as well as they do. Many men of ability and experience are 
serving the government at salaries below a living wage. But 
the losses to the service due to resignations of such men in re- 
sponsible positions are very serious and the situation is steadily 
growing worse.* Paying low salaries to men in important ad- 
ministrative positions leads to inefficiency and waste ratber than 
economy. 
5. FUNCTION OF CIVIL SERVICE COMMISSION 


The function of the Civil Service Commission as an employ- 
ment agency is to be of maximum service to the executive de- 
partments in filling positions and administering the personnel. 
In addition to safeguarding the interests of the public and of 
the employees by keeping the service free from the effects of 
politics and favoritism, it is able to render great assistance to 
administrative officers by finding men and women who are 
qualified for the various positions to be filled, taking full account 
of the needs of the service and of the importance in many cases 
of special training and experience. In the case of supervisory 
and technical positions, administrative officers and their trained 
assistants who know the requiremeits of the work and the quali- 
fications needed, and who are responsible for the results obtained, 
should be given a large measure of authority as well as of re- 
sponsibility in making appointments and promotions. The Civil 
Service Commission should, however, be closely in touch with 
the bureaus and departments and should be so well acquainted 
with the needs of the service that it can advise, or overrule, if 
necessary, int:lligently and sympathetically. The experience of 
the Civil Service Commission shows that administrative officers 
as a rule welcome its assistance and advice when they can deal 
directly and can understand one another. Difficulties, when they 
occur, are generally caused by lack of understanding from lack 
of contact. Prompt and efficient administration is important; 
excessive formality and routine, involving unbusiness-like delay 
and unnecessary expense, should be avoided. 

3 See editorial in Chicago Evening Post, Sept. 8. 1920, page 44, concerning ‘Young 
Men in Government Service.” 
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The entire government service may be likened, not to a single 
large corporation which has one employment agency, but to a 
large number of corporations of many different kinds associated 
in a great group by a holding corporation. An employment 
agency maintained by the holding corporation would not select 
the personnel nor make promotions for every separate company. 
The officers of the separate companies in intimate contact with 
the personnel and the work would do that. But the central 
agency could be of great service in finding men, arranging trans- 
fers from company to company, formulating policies, checking 
the practice of the several companies, and cooperating with and 
advising and educating their employment officers. Such a case 
is not perfectly analogous to the federal government, but it is 
nearer to it than a single corporation having one employment 


ageticy. 


6. EXTENSION AGENTS AND ADVISORY COUNCIL 


Extension agents of the Civil Service Commission located in 
the departments or going about from bureau to bureau would 


be able to render important assistance to administrators and to 
keep the Commission informed as to the operation and the needs 
of the service. Personal contact between the representatives of 
the Civil Service Commission and administrative officers is very 
essential to avoid misunderstanding and ungrounded suspicion, 
as well as to give the Commission fuller knowledge of the needs 
of all branches of the service, and to give administrative officers 
more intimate knowledge of Civil Service procedure and the 
practice of other branches of the service. 

The meeting together of such a body of liaison officers for con- 
ference and to report to the Commission would enable each one 
to become acquainted with the best administrative methods pre- 
vailing in the departments, and to carry back to the department 
or establishment he was serving information and suggestion of 
the greatest value to administrators. Such extension agents 
should be men of high character and attainments, possessing 
tact and talent for dealing with men, and with considerable ex- 
perience in the government service. They would acquire an 
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intimate knowledge of the quality of the personnel of their 
respective departments, and would serve an important function 
in helping the Commission to keep the salary scale equalized 
in the various departments. 

They would keep in touch with the eligible lists of the Com- 
mission, and would be able to advise administrative officers as 
to the qualifications of the men available for appointment or 
transfer, and whether the standard for promotion in a given 
bureau or department was in agreement with the service gen- 
erally. Indeed, without the coordinating. influence of such 
liaison officers, it is difficult to see how a standardized service 
could be kept standardized and uniform. 

An alternative method would be for the bureaus and depart- 
ments to employ expert personnel officers (corresponding to em- 
ployment managers in the industries) who would keep in close 
touch with the Civil Service Commission, and thus secure the 
close personal contact and cooperation between the Commission 
and the departments which is so necessary. Of the two, it would 
seem that the extension agents of the Commission are to be 
preferred, although in any event the employment of trained 
specialists as personnel officers or employment managers in the 
bureaus and departments should be encouraged.‘ 

* To realize how utterly impossible it is for the Civil Service Commission at 
present to perform all the functions described above, one has only to consider the 
low salaries paid and the inadequate staff provided. Whereas many other branches 
of the service pay their most responsible officers $3000 to $4500, and in some cases 
$5000 to $7500 or even more, the Civil Service Commission has only two positions 
(aside from the Commissioners themselves) paying more than $2400, namely the 
chief examiner at $3500 and the secretary who gets $2500 and no bonus. They 
have a lump sum of $100,000 for salaries, carrying a provision that no salary higher 
than $1800 shall be paid therefrom. 358 clerks and examiners have an average 
salary of $1311 (besides the bonus). Included in this number are 41 college grad- 
uates averaging $1602. These are the men who examine and rate those entering 
the service, even in the highest grades, including all the technical services, and who 
are supposed to supervise the administration of the government’s employment 
policy, approve promotions and transfers, and see that the law is obeyed. 

The Civil Service Commission maintains 12 district offices and holds examina- 
tions all over the United States, and because of the great turnover in the service 
was called upon to recruit 200,000 new employees last year in spite of the fact that 
the whole number of employees was reduced by 100,000 during the fiscal year. 
But for lack of funds to pay salaries, they are obliged to operate these offices largely 
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A Civil Service Advisory Council composed, as proposed by the 
Congressional Commission, of representatives of the administra- 
tors and of the employees, could render a very important service 
in connection with administrative questions.° It could be of 
great service to the Commission in connection with current 
administration and also in connection with modifications of pro- 
cedure, revision in classification, or recommendation to Con- 
gress regarding changes in the scale of pay. It could serve as a 
channel of communication between the Commission and the con- 
stituencies represented by the members of the Council, bringing 
suggestions or criticisms or complaints and taking back the 
views or the answers of the Commission. 

Although it would have no authority or administrative func- 
tion, it would serve a useful purpose in keeping the Commission 
in closer touch with administrators and employees, and afford 
an opportunity for exchange of views on all questions of common 
interest. This is one of the most progressive features of the 
Commission’s bill, and if the members of the Council take the 
matter seriously and attend meetings regularly, as it seems cer- 
tain they would do, they could not fail to exert helpful influence. 
Such a Council is indeed a departure in practice, but it seems 
abundantly worth trying, with the hope that it will aid materially 
in promoting a good understanding between employees, admin- 
istrators, and the Civil Service Commission, and a better under- 
standing of the truth about the service by the general public. 
There is a great deal of suspicion in the public mind, and fre- 
quent irresponsible and exaggerated statements about politics 
and inefficiency in the public service are made; and such a Council 


with men and women borrowed from various departments, 222 such people being 
detailed to field offices at the present time. Being away from their home stations, 
and often overlooked when promotions are made, these men cannot be expected 
to take a very lively interest in their work, or make a great success of it. 

It is not more law or more authority that the Civil Service Commission needs, 
but an adequate and well paid permanent staff. This would make it possible for 
the Commission to discharge with credit and success the high duties resting upon it 
and to raise the tone of the government service everywhere. 

5 The Council is to consist of twelve members, six to be appointed by the Pres- 
ident to represent the administrators and six to be elected by the employees from 
among their own number. 
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if wisely constituted could accomplish much in removing doubts 
and creating confidence. 


7. EFFICIENCY RECORDS 


An efficiency record should be kept, at least for all employees 
below the senior grades, and promotions made in the light of 
this record. When employees of the senior grades for whom no 
regular efficiency record is kept are recommended for promotion, 
a very full statement should be made to the Civil Service Com- 
mission as to the quality of the work done and degree of re- 
sponsibility carried and any other reasons for making the pro- 
motion. A statement of this kind supported by documents, when 
practicable, would be the full equivalent of an efficiency record. 
Such a system of efficiency ratings, if intelligently and system- 
atically carried out, would be a stimulus to employees and an 
important element in a real merit system. The form in which 
such efficiency ratings are expressed may be prescribed by the 
Commission in order that they be uniform and comparable. 
But the method of arriving at the ratings and details of the 
record kept may be left to the various bureaus and departments. 
These will naturally vary according to the kind of service and 
grades of personnel in the different services, but in every case 
they should take account of all elements that determine the effi- 
ciency of employees. 

In many cases formal examinations are held to qualify men 
and women for higher positions, especially in connection with 
systematic courses of instruction and training. Such examina- 
tions, which are usually optional and competitive, are useful 
in making efficiency ratings preparatory to promotion. Com- 
pulsory examinations of a formal character will not generally be 
necessary or desirable in making promotions if an effective sys- 
tem of efficiency ratings is maintained. In some cases, how- 
ever, they will be necessary, and hence provision should be made 
for such examinations whenever desired by the responsible ad- 
ministrator or the Civil Service Commission. Possibly it would 
work out that they would be useful and practicable in many 
cases. 
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8. PROMOTION ON MERIT 

Promotions should be made when merited. In the case of 
younger employees, at least, frequent promotions by small steps 
are better than infrequent promotions of larger amount. Pro- 
motions are made in recognition of increased earning power and 
to avoid losing employees through resignation. The government 
is in competition with business and educational institutions both 
in appointing and holding its employees. In most cases it pays 
relatively low salaries for. special qualifications, and imposes 
conditions as to hours of service and limitations as to one’s free 
time which are often a real hardship.* Moreover, men in the 
scientific and technical branches of the government service 
acquire information and training of great value in the business 
and educational world, and they are eagerly sought for at a 
much higher rate of compensation. This is one of the most se- 
rious obstacles to efficiency and success in the government ser- 
vice and must be faced squarely if the government’s work is to 
be conducted on a high plane. 

It is not expected ever to have salaries so high in the govern- 
ment service that such a flow of able men out into commercial 
and educational work would be prevented. Indeed, it is not 
desirable to try to prevent it altogether. But enough good sal- 
aries should be provided so that a reasonable proportion, at least, 
of able and experienced men could be retained, to serve as ad- 
ministrators and educators to the rising personnel. In many 
cases the work is so important or so technical that only men of 
special training and considerable experience are competent to 
undertake it. In these cases the salaries should be such as to 


® Scientists and engineers in the service of the government work six days a week, 
eleven months in the year or more, often putting in a great deal of overtime without 
extra pay, and are restrained from accepting retainers or extra compensation from 
outside sources which would be perfectly proper in private employment. The 
absence of Sabbatical years and of the generous retiring pensions of the colleges 
are a further deterrent to men of standing from entering the government service 
from the colleges. These facts in conjunction with the inadequate salaries of the 
government explain why it is generally impossible to recruit the higher positions 
from the colleges, and why administrators are so anxious to retain able and success- 
ful men who have been developed in the government service, and why it is so im- 
portant to be able to select good material for the entering grades. 
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make it possible to build up and maintain an able and experienced 
staff. The needs of the government service should be the first 
consideration. Training men for the industries should be in- 
cidental. The present inadequate salary scale in many depart- 
ments leads to resignations in a great many cases just when the 
men are becoming really useful. This makes the work unsatis- 
factory and its costs excessive. It is one of the most important 
causes of inefficiency in the government service. 

It is so important and yet so difficult to keep men of first-class 
ability, that promotions which are deserved but which would 
otherwise be deferred are often made on short notice to avoid 
a loss that would be hard to remedy. So long as the pay in 
many classes of the service is below the market, it is important 
to permit promotions to be made at any time, always provided 
that they are merited and the Civil Service requirements are 
satisfied. A systematic review of the entire personnel of a 
bureau or administrative unit with respect to promotions should 
be made at least once each year. In many cases this is done 
twice a year or oftener, although of course only a part (and often 
a small part) of the employees are promoted at each promotion 
period. 

The government service should offer a career to those who are 
competent and ambitious and desire to remain in the service. 
Advancement of men to higher places made vacant by resigna- 
tion or promotion is a normal procedure. On the other hand, 
it is frequently necessary to bring in new men of special training 
or qualifications from outside in order to keep up the standard 
and prevent inbreeding. The administrative officer responsible 
for results is more anxious than anyone else to keep his staff 
satisfied and to keep up the quality of the personnel. No rules 
of procedure should be made which will embarrass wise adminis- 
tration. On the other hand, the Civil Service Commission should 
have full information and be in position intelligently to approve 
or to withhold approval if necessary. 

In many cases appointments and promotions are so carefully 
and competently handled that such approval would be prompt 
and nominal. But when complaints were made, or when care- 
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less or biased administration was shown in any given branch of 
the service, investigation of each case would be made until im- 
provement in conditions made it unnecessary. It would be 
physically impossible for the Civil Service Commission to give 
the careful consideration to every case that is usually given by 
administrative officers in the bureaus and departments. This 
is, however, quite unnecessary. But to be in a position to advise 
and approve, ard to investigate when need be, is possible and 


very necessary. 
9. APPOINTMENTS, TRANSFERS, AND REINSTATEMENTS 


The method heretofore in use by the Civil Service Commis- 
sion of certifying names for appointment upon request should be 
continued. Such names will be taken from registers established 
by examinations (assembled or non-assembled) or from lists of 
persons eligible for reinstatement or transfer. Appointments 
should be made at salaries that are just and in accord with the 
standardized scale. Credit should be given for experience or 
qualifications in excess of the minimum required for appointment 
to any given class. 

A requirement that appointments be made always to the low- 
est grade of the class entered, and hence that men and women 
of widely varying qualifications be graded together and given 
the same salary upon entrance, or any other limitation that 
prevents doing justice to new appointees, will result in serious 
injury to the service without any compensating advantage. 

It is impossible always to rate men accurately on entering, 
and a careful appointing officer, no matter how conscientious, will 
often find that he has given a man on entering less than he 
deserves. When it is demonstrated that such is the case, the 
error should be corrected, and hence it will sometimes be neces- 
sary to advance the pay sooner than usual. On the other hand, 
it will sometimes be necessary to reduce the pay and grade. 

In some branches of the service new appointees are of prac- 
tically no value to the government until they have gone through 
a course of special instruction to qualify them for their duties. 
Their entering salaries are less than would otherwise be given. 
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For six months or a year in such cases even well educated men 
or women are really going to school in the laboratory or training 
class. Some progress rapidly and at the end deserve a con- 
siderable advance in pay in recognition of their ability and use- 
fulness. Others deserve smaller promotions, or perhaps have 
demonstrated their incapacity and are dropped. Any arbitrary 
rules about promotion that prevent the proper recognition of 
different degrees of progress and usefulness would be very un- 
desirable. 

In certifying persons for reinstatement or. transfer, an effort 
should be made to find positions which the applicants are thor- 
oughly competent to fill, and where they are needed and will be 
welcomed. A transfer from one department should require 
sufficient advance notice so that the vacancy created by the 
transfer may be properly filled unless the consent of the heads 
of the bureaus or establishments concerned is secured for an 
earlier transfer. No other barriers should be interposed pro- 
vided all rules of the classification authorized by the law and of 
the Civil Service Commission are complied with. If the trans- 
fer is to a position of higher salary, qualification for such posi- 
tion must be clearly established. 

At present, transfers between departments to positions at 
higher salaries are forbidden by law, unless the position is a 
statutory one. If a man or woman is unfortunate enough to get 
into a position where promotion is impossible, and the salary is 
inadequate, the law forbids correcting the injustice by transfer 
to a lump-fund position at a just salary, but requires that the 
injustice be continued for at least a year in the new position. 
This is one of the most serious defects of the present system, and 
every consideration of justice and good administration requires 
that it be corrected. 

A transfer register maintained by the Civil Service Commis- 
sion would contain the names and qualifications of all applicants 
for transfer. Only those giving satisfactory reasons for seeking 
a transfer would be placed on the register. In some cases such 
application would reveal causes for dissatisfaction which could 
readily be remedied without atransfer. In other cases, the inter- 
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ests of the service, as well as of the individual, will be promoted 
by a transfer. In every case an effort would be made to do 
justice to the employee without sacrificing the public interest. 
This will contribute to making the government service more 
attractive, and in helping to raise the standard of the personnel 
and to increase its efficiency. 


10. PERSONNEL COMMITTEES 


Personnel committees should be established in every bureau 
or administrative unit to assist in the administration of the per- 
sonnel. The composition and duties of these committees will 
vary considerably in different cases, but they should consist of 
administrators or their assistants. If the organization is such 
that the employees feel the need of a committee of their own, 
to present their point of view to the administrators, it should be 
provided. Such representatives should, as a matter of course, be 
chosen by the employees themselves. Even though the method 
of handling the personnel is satisfactory to the employees without 
a special committee of their own, there should be provision for 
giving them an opportunity to be heard on all matters affecting 
salary, promotion, character of work, and working conditions 
generally. Every effort should be made to make the govern- 
ment service satisfactory to employees and creditable to the 
government. ‘To remove sources of complaint, to make the work 
and the working conditions attractive, to interest employees in 
their work, and to make them feel that they are a part of the 
government; all this will make it easier to retain the most desir- 
able employees, and hence will aid in improving the service. 
The golden rule can be applied in the government service as 
well as in industry, and with just as good results. 

It is probable, however, that a large majority of complaints 
of favoritism in promotions are not well founded. Employees 
sometimes overestimate their own worth or underestimate their 
fellows. It is only natural that men or women who are not pro- 
moted because they are not doing as well as the average should 
feel that their worth is undervalued, or that someone who is 
given rapid promotion is favored. If provision is made for hear- 
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ing and answering such complaints without needless publicity, 
it will help administrative officers who are faithful and com- 
petent. And if through oversight an injustice has been done, 
it can be corrected. No administrative officer intends to do an 
injustice, but he cannot have perfect knowledge and he cannot 
escape mistakes occasionally. A willingness to review a decision 
if requested, and to explain the reasons for such decision, will 
promote good relations. The existence of such committees gives 
the administrative officer a chance to explain; without them it is 
more difficult either to ascertain the need or to make the expla- 
nation. 


II. COOPERATION BETWEEN EXECUTIVES AND THE CIVIL SERVICE 
COMMISSION 


The constant aim throughout the service should be to secure 
an intelligent and sympathetic handling of personnel problems. 
While on the one hand avoiding autocratic methods, we should 
not go to the other extreme of taking away authority from those 
who are responsible for results. To develop enthusiasm and 
loyalty, and to build up an efficient organization will be impos- 
sible if employees are dissatisfied with their treatment or if 
controversy and conflicts occur. Cordial cooperation between 
the executivés of each department and the Civil Service Com- 
mission is absolutely necessary. The primary thought and duty 
of the Commission should be, not to prevent administrators from 
doing wrong, but to assist them in handling personnel problems 
and in raising the morale and efficiency of the employees. If 
the legal impediments to good administration could be removed, 
the staff of the Civil Service Commission greatly strengthened, 
and the Commission assisted by an able and representative Ad- 
visory Council, it would be found that the executive departments 
would welcome the greater cooperation of the Civil Service Com- 
mission, and that there would be no need for drastic rules to 
prevent bad administration. The various features outlined 
above combined with our present system would, it is believed, 
provide a practical and thoroughly satisfactory Civil Service 
system, and in connection with a budget system and detailed and 
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systematic public reports by the Civil Service Commission and 
the Budget Bureau would accomplish wonders in the government 
service. 
I2. THE RECLASSIFICATION REPORT 

Many of the changes suggested above are contained in the 
bill drawn up by the Congressional Reclassification Commission, 
and given in its report. The outstanding features of that re- 
port, which are also given above, are as follows: 


(1) The standardized system of positions, with duties defined and 
compensation fixed, applying to all departments alike and taking the 
place of present statutory and lump-fund positions. 

(2) Provision for amending the specifications or adding new posi- 
tions from time to time as needed. 

(3) The rates of compensation provided in the schedule which are 
made a part of the bill are more nearly adequate than those now in 
effect, although the increase over present compensation, estimated by 
the Commission to be on the average less than ten per cent, is certainly 
conservative.” 

(4) Provision for a Civil Service Advisory Council of a representative 
character and of personnel committees in the various departments and 
subdivisions thereof. 

(5) Provision for appeals and the hearing of complaints on any mat- 
ter coming under the jurisdiction of the Civil Service Commission. 

(6) Removal of present restrictions covering transfers from one de- 


partment to another. 
(7) Provision for efficiency ratings upon which increases or decreases 
in compensation shall be made. 


These important provisions constitute the main features of 
the reorganized civil service, and it is believed that the diffi- 
culties discussed below can be easily remedied without injury to 
the system, but on the contrary with great benefit to the service. 
Congress is entitled to the thanks of the executive departments for 
creating the Reclassification Commission and giving an oppor- 
tunity for a thorough study of its report. The Commission has 
done a service of tremendous importance, and presented a plan 
that merits most careful consideration. Neither Congress nor 
the Commission, however, would wish to have it enacted into 
law unchanged if it can be shown that some of its provisions 
would be detrimental to the best administration. The follow- 


7 The Bureau of Labor Statistics and the National Industrial Conference Board 
find that the cost of living has increased a hundred per cent since 1914. 
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ing suggestions are made after very careful study and conference 
with many experienced administrators as well as with others 
who look at the matter from other points of view. 


13. INITIAL COMPENSATION AND RESTRICTION ON PROMOTION 


Section 7 of the bill provides in paragraph (a) that ‘‘upon ap- 
pointment to a position in a class, an employee shall be paid at 
the minimum rate prescribed for such class.” 

It is a well established custom to appoint men receiving high 
rank in competitive examinations to positions at higher salaries 
than are given to those who get middle or low grades in the 
same examination. These grades depend in part on the formal 
examination (when such is held) and in part on the training and 
experience of the men as shown in their papers. For example, 
an examination may be held for associate physicist or chemist 
at salaries ranging from $2000 to $2700 (according to present 
salary scales), and a considerable number of men may pass the 
examination with grades ranging from, say, 95 down to 70 per 
cent. Several of the highest may be offered the maximum sal- 
ary, and others $2400, $2200 or $2000. Finally, when all posi- 
tions of associate physicist are filled, there may be some men 
at the lower end of the register who are glad to accept a position 
as assistant physicist at $1800, hoping to get an early promotion 
to associate physicist at $2000 or more, for which they have 
qualified. The new proposal is to make a very radical departure 
in practice and to group all new appointees together and give 
them the lowest salary in the class, in this case $2000. More- 
over, it is provided that men cannot be promoted oftener than 
once a year. It would, therefore, require several years for a 
man to get up to the $2700 for which he was qualified upon 
entering. The result, of course, would be that the better men 
who deserved more than the minimum salary would refuse the 
position, and less competent men would be appointed at the 
lowest salary. The only way the $2700 men could be obtained 
would be to grade them higher than would otherwise be neces- 
sary, and rate them as physicists at $3000 and so pay them more 
than they deserve in comparison with others, or induce them to 
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take $700 less than they deserve and wait several years to get 
up to what they should receive at the start. Either alternative 
is bad. The only fair and businesslike method is to do what 
has long been done, namely, to give men on entering salaries 
that are as nearly just and equitable as it is possible with lim- 
ited information to do, and if subsequently they are found to 
have been rated too high or too low to remedy the error at an 
early date. The same principles apply to clerical positions, to 
the skilled trades, and the other classes of positions. 

If men develop rapidly and deserve promotion more frequently 
than the average they should receive it. By refusing to grant it 
we not only do them an injustice, but we frequently drive them 
out of the service and so do the government an injustice. More- 
over, we discourage the ablest men by such a method and put 
a premium on mediocrity. A system which requires the appoint- 
ment of men and women of widely different merit at the same 
salary, and refuses to recognize adequately exceptional ability 
or achievement, cannot be a success in the government service 


any more than it would be in private employment. Testimony 
on this point is unanimous and to impose such a system upon the 
executive departments would be a long step backwards. 


i4. REPORTING OF EFFICIENCY RATINGS 


It is doubtful whether the provision of Section 8 (b) that effi- 
ciency “ratings for each class be open to inspection during regu- 
lar office hours by any employees of such class’ is a wise one. 
It is like the marking system of school days, but goes further 
and would permit busybodies to go to the office and get the marks 
of all the men and women of a given class and make any use of 
them they see fit. The theory of the provision is that if the ratings 
are perfectly just the administrative officer can have no objec- 
tion to their being made known; moreover, the employees wish 
to know if they have been given the credit they deserve. If 
they are not just and impartial, a complaint may be filed and 
the matter be investigated. Unfortunately the rating of human 
beings by other human beings is not a measurement of precision, 
and if it were, the persons being rated would not agree with one 
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another as to whether the ratings were just. Itseems probable that 
this provision would give rise to misunderstandings, heart-burn- 
ings, and ill feelings, without doing any good. It would seem 
to meet all requirements of the case if the record is always open 
to the Civil Service Commission and any employee can learn 
his rating if he desires it. It will be time enough to enter com- 
plaint if employees are dissatisfied with the promotions, or with 
the explanation or lack of explanation if promotions are not 
made. Efficiency ratings are not ends in themselves, but means 
to anend. They are to assure systematic consideration of each 
employee with respect to his work and his usefulness, and to 
be a shorthand record of the judgment reached. The judgment 
will appear publicly from time to time when promotions are made. 
If the ratings are made public before the promotion period, there 
would be efforts made by some to get their ratings raised in order 
to increase the chances of promotion. This would throw an 
intolerable burden on personnel officers. If several hundred 
thousand efficiency ratings of government employees were regu- 
larly transmitted to the Civil Service Comm:ission, a very large 
number of clerks would be required to handle and file and study 
them; and if administrative officers were to be overruled by 
clerks on the evidence of such records, without personal con- 
tact with such officers and without personal knowledge of the 
employees, no end of trouble would be caused. It seems far 
better not to transmit the efficiency records to the Commission 
but to have them accessible to the representatives of the Com- 
mission at all times, and made use of whenever complaints are 
made and the Commission has any doubts about the merits of 
a proposed promotion. They would also be examined for the 
purpose of testing the completeness of the records of a given 
unit of the service, and to see whether the ratings were in accord- 
ance with the general system. In forming such a judgment it 
would be necessary to confer with personnel officers and be able 
to get full information about the men and women and their work. 

It is therefore suggested that Section 8 (c) be omitted and that 
the second sentence of Section 8 (b) be changed to read as follows: 
“Such current ratings shall be open to examination by the repre- 
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sentatives of the Civil Service Commission; and the rating of 
any employee shall be given him on request.”’ 
I5. METHOD OF APPOINTMENTS AND PROMOTIONS 

Section 9, entitled ‘‘Promotion Appointments,’’ describes an 
elaborate method of filling vacancies or new positions and of 
making promotions from one class to another. It is provided 
that upon request from the head of a department the Commis- 
sion shall certify: 

(1) The names of employees available for transfer from some other 
department, “‘one of whom shall be appointed unless the Commission 
approves the appointing officer’s written objections to such appointment.” 

(2) In that case the names of persons available for reinstatement are 
certified, and must be investigated and one appointed, or all rejected 
with reasons in writing. 

(3) Then, if no appointment is made, a competitive examination shall 
be held for the given position, open to anybody in the government service 


qualified to compete. 
(4) Finally, if none of these methods provides a satisfactory ap- 


pointee, names may be certified from an eligible list established by 
examination of applicants not in the government service. 


This complicated and time-consuming process gives prefer- 
ence to persons seeking a transfer or reinstatement over those in 
the same bureau and in line for promotion. It violates one of 
the most important principles of good administration, namely, 
that when a man deserves promotion to a higher position in the 
same line of work and for which he has been preparing, he should 
receive it rather than a stranger who is brought in and put over 
him. If the method were carried out as described, it would not 
only be cumbersome and time-consuming, but would destroy the 
morale of the service. It seems far better to continue to do as 
heretofore, namely, to promote within the Bureau if there are 
men who are competent and deserve promotion; if not, to apply 
to the Civil Service Commission for eligibles, and these may in 
the discretion of the Commission include the names of persons 
eligible for reinstatement or transfer. Such a method, if intel- 
ligently and conscientiously administered (as it is fair to assume 
it would be under the improved conditions expected under the 
reorganized service), would afford competitive promotion based 
on efficiency, without the formality and delay incident to special 
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examinations. If a man does not measure up to the prevailing 
standard for promotion to the next higher grade or class (which 
standard is determined by the best average of others in the same 
class), he would not receive such promotion. He, therefore, 
knows that he is in competition with others, and it is an effective 
stimulus. On the contrary, he knows that if he makes good, 
his position is secure, and he can be promoted without fear that 
someone from a distance (who might be able to pass a better 
examination )can take his position away from him. The following 
paragraph is suggested as a substitute for (a) of Section 9: 

Section 9 (a). Whenever the head of a department desires to fill a 
position otherwise than by promotion, he shall request the Commission 
to certify the names of persons eligible to fill such position. Names 
so certified may include those eligible for reinstatement or transfer 
from one bureau or department to another. Any employee may apply 
to the Commission for transfer, but transfers will be made only with 
the approval of the Commission. 

It is suggested that paragraph (c) of Section 9 be omitted, as 
it describes a class of cases of rare occurrence, and the Commis- 
sion can make rules for such cases without it being set forth in 
detail in the law. 


16. TRANSFERS 


Section 10 provides for the transfer of an employee from a 
position in one class to a vacant position in the same class at 
the same rate of compensation in some other department, with 
the approval of the Commission. The approval of the admin- 
istrative officers or heads of departments concerned is not re- 
quired. At present such approval is necessary and it seems 
desirable that this practice be continued, where a transfer on 
relatively short notice is desired. Very seldom, if ever, would 
it be refused under the new conditions assumed, if the reasons 
for the transfer were such that the Civil Service Commission 
would give its approval. It would appear desirable, however, 
not to limit transfers to positions in the same class and at the 
same salary. Very frequently men and women accept positions 
in the government service below what they are qualified to fill, 
and at salaries which are inadequate. They do so in order to get 
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a start, hoping for an early improvement in status. When an 
opportunity occurs for a transfer to a higher position for which 
they have already qualified, they should be permitted to accept 
the better place, with the approval of the Commission. To 
adjust misfits and correct injustices is a pleasure to administra- 
tive officers as well as a duty, and it would be a misfortune to 
have any impediment in the law to doing justice in such cases. 
If it is suggested that advantage would be taken, if this were 
permitted, to make undeserved transfers to positions at higher 
salaries, the answer is that the Civil Service Commission must 
approve the transfer. It is an open transaction, complaint can 
be made by any employee who feels that he is injured, and it is 
very improbable that such cases would occur often, if ever. 


17. SYSTEMATIC STUDY OF PERSONNEL TURNOVER 


The losses in the personnel due to resignations and dismissals, 
and the transfers from one branch of the service to another, 
should be systematically tabulated and studied by the Civil 
Service Commission. There are many causes for such resigna- 
tions and transfers that are inevitable and proper, and the re- 
sultant resignations and transfers do not reflect upon the gov- 
ernment’s employment policy or upon the administration of the 
service. However, resignations or applications for transfer due 
to inadequate salary, too slow promotion, dissatisfaction with 
working conditions or with the administration of a particular 
unit of service should be investigated, and the information so 
obtained would be of the greatest value in improving the service. 
This would be a very effective method of locating and correcting 
unfair or incompetent administration of the personnel. 

Two of the most difficult questions to handle in the proposed 
new system will be those involving modifications in the classifica- 
tion and adjustments in the salary schedules. The government 
is in competition with the industries, the colleges, and all cther 
employers, and the scale of wages and salaries is partly deter- 
mined by this competition. Conditions will vary from time to 
time, and if the Civil Service Commission makes a systematic 
and scientific study of the government’s employment problems 
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and policies and gives the administrators, individually and col- 
lectively, the benefit of that study, it could not fail to raise the 
standard of administration and benefit the service enormously. 
The Commission could embody the results of this study in its 
annual report so that Congress and the public would have a more 
accurate knowledge of the conditions of the service, and any 
recommendations to Congress respecting changes in classifica- 
tion or in salary schedules could be supported by very full and 
reliable data from actual experience. This kind of work could 
be done by the Civil Service Commission better than by anyone 
else, if a competent and adequate staff could be provided for the 
purpose; and it is very essential that it be done competently, if 
at all. 
18. SUMMARY AND CONCLUSION 

In conclusion, it cannot be too strongly emphasized that the 
breakdown of our present Civil Service system, in so far as it has 
failed, is not due to the system itself but to the unfavorable 
conditions existing, which have made it impossible to carry out 
the system properly. In the reorganized Civil Service system 
described above, the main features of the Civil Service law and 
procedure would be the same as now, but there would be eight 
additions to procedure or improvements in conditions which 
would together be of immense importance. These eight im- 
provements in procedure and conditions are as follows: 

(1) A system of standardized positions with more adequate salaries, 
and provision for revising it and keeping it up to date. 

(2) An enlarged and strengthened Civil Service Commission. 

(3) An Advisory Council to the Commission consisting of representa- 


tives of employees and administrators. 

(4) Civil Service extension agents or liaison officers detailed to the 
various departments. 

(5) Personnel committees made up of administrative assistants in all 
the various bureaus and departments to assist in the administration 
of the personnel. 

(6) Employees’ committees and systematic provision for hearing and 
answering complaints. 

(7) Efficiency ratings and promotions based on the same. 

(8) The removal of restrictions on transfers and the provision of a 
transfer register at the Civil Service Commission to facilitate deserved 
and desirable transfers. 
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These additions and improvements would complete and greatly 
strengthen the present Civil Service system. So long as the 
Civil Service Commission does not have the staff to advise and 
cooperate effectively with administrative officers, and to coor- 
dinate the system as a whole, it cannot be expected that it will 
work satisfactorily. With an utterly inadequate scale of gov- 
ernment salaries and a rapidly changing personnel among admin- 
istrators as well as among employees generally, it cannot be 
expected that administration will be entirely successful or satis- 
factory. With no adequate provision for hearing and answering 
complaints and correcting errors or injustices complained of, 
it cannot be expected that employees will refrain from criticism. 
Congress and the public hear not only of many well-grounded 
complaints, but also of many that have little basis in fact. What 
we should do is not discard a practicable and well-tried system, 
nor discredit administrators who are today confronted with an 
impossible task, nor add burdensome restrictions and cumber- 
some routine which would make that task more difficult; but we 
should, after removing the legal difficulties, round out and com- 
plete the present system, educating and helping administrative 
officers instead of hampering them in their work, and above all, 
refrain from burdening the Civil Service Commission with an 
enormous mass of routine administration which it would be im- 
possible to handle successfully. 

The responsible administrative and technical officers who con- 
duct the various branches of the executive departments of the 
government represent collectively more of ability, integrity and 
loyalty, than they are commonly given credit for. They realize 
more fully than those outside the government the defects and 
inefficiency of the government service, although these are grossly 
exaggerated in the press and on the platform. They also realize 
better than outsiders the tremendous handicaps to efficiency which 
are beyond their control. No private business could succeed 
with such handicaps as well as the government does, and very 
many’ do worse, as it is. If the executive departments could 
have a fair chance for a few years, with a reorganized Civil 
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Service system and a budget, they could show the country results 
which would be both creditable and gratifying. 

The United States government is the greatest business organ- 
ization in the country. It employs more than half a million 
men and women in hundreds of different kinds and grades of 
work. The Civil Service Commission is doing its best to super- 
vise the administration of the personnel of this great business, 
which is not only larger but more complex than any other in the 
country. If the Commission could have a larger and better paid 
staff, its work would be done more adequately, the personnel in 
all departments would be better handled, the service would be 
elevated and the government would be enormously benefitted. 
Surely no one can question the importance of this great task, 
and no one doubts the need for improvement. Before adopting 
a more complicated method of administration which will enor- 
mously increase the difficulties of the Commission, let us have 
a more adequate operation of the present system, with such im- 
provement in conditions and in details of operation as can 
readily be provided. It is believed that the changes suggested 
above, and summarized below, in the administrative proposals 
of the Congressional Reclassification Commission are justified 
by experience, and that they would simplify and improve the 
procedure proposed and remove the most serious difficulties to 
the Report as presented. 


LIST OF CHANGES PROPOSED IN THE BILL OF THE RECLASSIFICA- 
TION COMMISSION (S. 4106, MARCH 22, 1920) 
1. Section 5 (d). Omit second sentence. (Section complete 
without this sentence.) 
2. Section 7 (a). Omit last sentence. 
(b). Omit last sentence. 
3. Section 8 (b). Change second sentence as indicated on page 
552. 
(c). Omit entire paragraph. 
4. Section 9 (a). Substitute paragraph on p. 554. 
(c). Omit entire paragraph. 
5. Section 10 (a). Change so as to permit transfer at a different 
salary in the same class or to another class. 








